
NATO Enlargement
Issues and Answers

IN THE MIDST of radi cal
po liti cal re struc tur ing,
abid ing eco nomic quan -
dary, and en dur ing cul -
tural ten sion, the na tions
of East ern and Cen tral
Europe have ar rived at a

cross roads. For the first time since World War 
I, they have the op por tu nity to ex pe ri ence
last ing change in the form of demo cratic de -
vel op ment and eco nomic re form. How ever,
re form comes with a price, and bar ring un -
fore seen and sub stan tial in creases in an nual
reve nues, ex pan sion of their eco nomic and
so cial spend ing nec es sar ily means less spend -
ing for na tional de fense. Con se quently, the
po ten tial for last ing eco nomic change is
predi cated upon the abil ity of these na tions
to merge with a se cu rity ar chi tec ture that
shel ters them from ex ter nal con flict.

Four se cu rity ar chi tec tures are avail able
to these former bloc coun tries since the dis -
so lu tion of the War saw Pact and the dis in te -
gra tion of the So viet Un ion; it is use ful to
look briefly at each of them. The first op tion 
is for the new de moc ra cies to fall un der Rus -
sian in flu ence once again as Rus sia re cov ers
its foot ing, both eco nomi cally and po liti -
cally. Such an op tion ap pears at the pres ent
time to be un ac cept able to the de moc ra cies
of East Cen tral Europe and could oc cur only
through Soviet- era in timi da tion com bined
with a com plete hands- off pol icy by the
West, both of which seem un likely.

The sec ond op tion is for the emerg ing de -
moc ra cies to seek an al li ance among them -
selves, cre at ing some type of new se cu rity or -
gani za tion. For ma tion of such an al li ance
would cer tainly be dif fi cult and force them to
turn their at ten tion East when they stand
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poised on the thresh old of West ern in te gra -
tion.1 Fur ther more, given the dis par ity and
dis ar ray among the na tions that might join
such a hy po theti cal or gani za tion, it would al -
most cer tainly be doomed be fore it be gan.

The third op tion avail able to the new de -
moc ra cies is the status quo. They can main -
tain their cur rent in ter ac tion with the West
through the North At lan tic Treaty Organi za -
tion’s (NATO) Part ner ship for Peace (PFP)
and con tinue their at tempts to join the Euro -
pean Un ion (EU). This op tion per mits con tin -
ued mili tary, po liti cal, and eco nomic co op -
era tion with the West and avoids the costs
as so ci ated with full mili tary in te gra tion.
How ever, re form un der this op tion could be
slowed or even halted al to gether with out at
least the pros pect of full mili tary in te gra tion
with the West and the se cu rity guar an tees
that come with it.

There fore, the fourth se cu rity op -
tion—NATO mem ber ship—is the only prac ti -
cal one. NATO mem ber ship car ries with it ac -
cep tance into the cir  cle of West ern
de moc ra cies, pro ject ing sta bil ity and se cu rity 
to the East. It per mits East ern and Cen tral
Europe to con cen trate their de vel op ment al -
most ex clu sively in the ar eas of in ter na tion al -
ism, free trade, and demo cratic prac tices.

Fail ure of NATO to ac cept new mem bers
could mean a loss of pub lic sup port for NATO 
in its mem ber na tions and a slow lapse into ir -
rele vance. In con trast, ex pan sion of fers re vi -
tali za tion and an en hanced role in Eu ro pe’s
emerg ing stra te gic land scape. 2 Hence,
whether one views NATO en large ment from
the per spec tive of the East or from the West,
the con clu sion is the same: the time for en -
large ment is upon us.

The Purpose
In 1982 NATO in vited post- Franco Spain

into the Al li ance with the clear in tent of
strength en ing de moc racy and pro vid ing the
Span ish peo ple with an op por tu nity to en ter
the Euro pean Eco nomic Com mu nity.3 The
in te gra tion of Spain has been a re sound ing
suc cess. Open ing NATO to ad di tional mem -

bers must be part of the wider pro cess of Eu ro -
pe’s natu rally grow ing to gether in the post-
 cold- war era. Fail ure to open the Al li ance con -
trib utes to an ar ti fi cial de mar ca tion that no
longer cor re sponds to Euro pean re ali ties.4

With the end of the cold war, an un prece -
dented op por tu nity ex isted to build an im -
proved se cu rity ar chi tec ture that pro vides in -
creased sta bil ity and se cu rity for all na tions in
the Euro- Atlantic area, with out re- creating di -
vid ing lines.5 In stead of seiz ing this op por tu -
nity, EU and the West ern Euro pean Un ion
(WEU) were ef fec tively re- creating di vid ing
lines in Europe by stall ing the en try of new
mem bers and by de cid ing—uni lat er ally—which
na tions of Europe were fit for in te gra tion into
the West. NATO, on the other hand, of fered a
strong and vi brant PFP pro gram. Now, with a
com mit ment to en large ment, NATO prom ises
greater in clu sion and the elimi na tion of di vi -
sions be tween all in ter ested and will ing par ties.
This larger vi sion—the pro vi sion of in creased
sta bil ity and se cu rity for all of the Euro- Atlantic
area—is the un der ly ing pur pose of NATO en -
large ment.

NATO after Enlargement
The cold war era was one of low risk and

high sta bil ity. In the wake of col lapsed bi po -
lar ity, the world has en tered a pe riod of high
risk and low sta bil ity—a situa tion best il lus -
trated by events in the former Yugo sla via.6

Bloc con fron ta tion has been re placed by dif -
fuse con flict sce nar ios, with all the risks they
en tail.7 These risks are mul ti fac eted and mul -
ti di rec tional and—most sig nifi cantly—they
are dif fi cult to pre dict and as sess.8

Con se quently, NATO must forge a new vi -
sion of its core pur poses and mis sions. The Al -
li ance must trans form it self from a tra di tional 
mili tary al li ance into an or gani za tion for ad -
dress ing Eu ro pe’s new se cu rity chal lenges:
main tain ing the ca pac ity for ter ri to rial de -
fense but at the same time plac ing greater em -
pha sis on con tin gency force pro jec tion. 9

NATO must be come an or gani za tion of both
col lec tive de fense and con flict pre ven tion,10

tak ing on new re spon si bili ties in the area of
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cri sis man age ment through out Europe 11 and
draw ing hard les sons from its fail ure to act
with more de ter mi na tion and pur pose in the
former Yugo sla via.12

There are cur rently three forms un der
which NATO al lies con trib ute to NA TO’s col -
lec tive de fense.13 How ever, we be lieve that
only one—full par tici pa tion in the in te grated
mili tary struc ture and the col lec tive defense-
 planning pro cess—should be of fered to new
mem bers. The lack of par tici pa tion of cer tain
al lies in the in te grated mili tary struc ture has
caused many dif fi cul ties. Re peat ing those dif -
fi cul ties dur ing a time when na tions are seek -
ing en try into the Al li ance en masse is a strain
that it should not have to en dure dur ing the
stresses of en larg ing. De spite our res er va -
tions, NATO has agreed to adopt a flexi ble ap -
proach when as simi lat ing new mem bers.14

The lat ter are ex pected to par tici pate in the
en tire spec trum of Al li ance mis sions with
proper con sid era tion given to re spec tive ca -
pa bili ties, tak ing into ac count the need for
case- by- case con sid era tion of non–Ar ti cle 5
mis sions.15

As part of en large ment’s ear lier phase, the
al lies be gan a com pre hen sive re view of the
in ter nal ad just ments in com mand struc ture,
force pos ture, roles and mis sions, cost shar -
ing, and NATO staff ing.16 Yet to be dis -
cussed—and pos si bly of im por tance equal to
other cur rent PFP ac tivi ties—is how PFP part -
ners might be in te grated into the NATO com -
mit tee struc ture, where they can have di rect
in flu ence on Al li ance de vel op ments. That
PFP lacks po liti cal con tent is un der scored by
the fact that Rus sia achieved a po liti cal re la -
tion ship with NATO out side of PFP and that
the North At lan tic Co op era tion Coun cil
(NACC) re mains the only fo rum for po liti cal
ex changes and con sul ta tions be tween NATO
and its clos est neigh bors. It has been sug -
gested that the in ten si fi ca tion of PFP should
even tu ally in clude regu lar 16+1 po liti cal con -
sul ta tions within PFP; such a fa cil ity could be
par ticu larly use ful dur ing the en large ment
pro cess for its three new est mem bers.17

It has also been sug gested that NATO
should form a North At lan tic Coun cil “plus”
(NAC+) simi lar to WEU’s ex panded coun cil

that meets rou tinely at the am bas sa do rial and 
min is te rial lev els. NATO might also cre ate a
Po liti cal Coun cil Plus to more ef fec tively co -
or di nate the ac tivi ties of the re cently en larged 
Political- Military Steer ing Com mit tee. Fi -
nally, NATO could cre ate one- to- three-
 month, civilian- and- military- partner in tern -
ships on both the In ter na tional and the In ter -
na tional Mili tary Staffs in non sen si tive ar eas
and con tinue in vit ing part ners to at tend the
NATO De fense Col lege,18 as has been done
since Course 87. NATO could also ex pand the
Sen ior Civil Emer gency Plan ning Com mit tee
to in clude part ners.

Af ter en larg ing, the Al li ance must en sure
that it main tains its abil ity to make im por tant
de ci sions quickly. All de ci sions made in
NATO bod ies are ex pres sions of na tional sov -
er eignty and are there fore achieved through
con sen sus. If there is no con sen sus, there are
no de ci sions. If there are no col lec tive de ci -
sions, there is no col lec tive de fense.19 NATO is 
only as strong as the con sen sus of its mem -
bers2 0—with out the abil ity to reach con sen -
sus, the Al li ance can not com mit. So in stead of 
hin der ing the con sen sus pro cess, en large -
ment should bet ter en able the Al li ance to
carry out both its core func tions and its new
mis sions. Willy Claes, former NATO
secretary- general, ex pressed this con cern:
“We must re spect the prin ci ple of con sen sus.
How can this be done with 22 or 24 mem -
bers?”2 1

With the same demo cratic val ues yet with
dif fer ent his to ries, tra di tions, work cul tures,
geostra te gic pre oc cu pa tions, mili tary ca pa -
bili ties, and neigh bors, the cur rent 16 NATO
al lies have dif fer ent view points on the same
set of is sues. Add ing more mem bers with an
even greater di ver sity of tra di tions is bound
to in crease the dif fi culty of reach ing con sen -
sus and po ten tially in crease the amount of
time re quired to reach a de ci sion. But there
are nu mer ous ad van tages to con sen sus de ci -
sion mak ing, and the one es sen tial ele ment of 
the pro cess is the will ing ness to com pro -
mise.22 Con se quently, NATO ex pects from its
new al lies a com mit ment to build con sen sus
within the Al li ance in a spirit of co op era tion
on all is sues of con cern to them.23
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EU has adopted a “weighted con sen sus”
vot ing mecha nism, and some in di vidu als
sup port mov ing to a simi lar para digm, an tici -
pat ing dif fi culty reach ing agree ment in a
larger NATO. But if the Al li ance can no longer 
reach con sen sus, per haps its work ing meth -
ods are at fault rather than the con sen sus
mecha nism it self. Fur ther more, Greece and
Tur key have pre pared the Al li ance to ne go ti -
ate sen si tive is sues—and if Greece and Tur key
can agree upon nu mer ous is sues de spite their
dif fer ences, the pre dicted death of con sen sus
in an en larged NATO may be pre ma ture. For
the pres ent time, NATO is de ter mined to keep 
its con sen sus mecha nism, and a suc cess ful
pat tern of co op era tion within an en larged
NATO may give im pe tus to bet ter co op era -
tion within other Euro pean or gani za tions
such as EU and WEU.

Russia
Al though NATO main tains that no na tion

will ex ert a veto over its en large ment, it
would be coun ter pro duc tive to en large the
Al li ance with the in tent to en hance sta bil ity
while at the same time al ien at ing Rus sia.24

From their in cep tion, en large ment talks
roused Rus sian ob jec tions, as il lus trated by
De fense Min is ter Igor Ro di onov’s as ser tion
that his coun try would take “ap pro pri ate
meas ures” nec es sary to coun ter ex pan sion.2 5

The re cent Russia- China agree ment may be
one of the ap pro pri ate meas ures to which he
al luded.26

The Rus sian elite can not com pre hend the
means by which NATO es caped its brief post-
 cold- war iden tity cri sis, since the So viet Un -
ion and the War saw Pact dis in te grated in the
face of change. For many Rus sians, NATO still 
has a hos tile fla vor; we should ex pect Rus sian
op po si tion to NATO en large ment sim ply be -
cause NATO has al ways been op posed by Rus -
sia. Para doxi cally, Rus sians do not fo cus ex -
clu sively on the in creased mili tary threat
from a larger NATO—rather, they worry about 
political- psychological im pacts on do mes tic
so cial, po liti cal, and eco nomic sta bil ity that
may re sult from what they view as “un nec es -

sary ex pan sion.” There was also vague talk of
re new ing a strat egy of con fron ta tion us ing
the Com mon wealth of In de pendent States,27

but it is un likely to coa lesce, given the lack of
en thu si asm on the part of most mem bers and
Rus sia’s own in con sis tent lead er ship.

Claims that an other cold war is pos si ble are 
ex ag ger ated. The truth is that Rus sia is not in a 
po si tion to en gage in an other such con fron ta -
tion. In an irony of his tory, it may be that
Mos cow’s weak ness rather than its strength is
the cause of con cern in Rus sia with re gard to
NATO ex pan sion.28 It also seems un likely that 
the US pub lic, in its dash to cash in on the
“peace divi dend,” would sup port an other era
of bloc con fron ta tion. The US re sponse to the
end of the cold war has been across- the- board
force re duc tions, re duc ing the like li hood of
any fu ture con fron ta tion.

In any case, Rus sian per cep tions must be
taken se ri ously,2 9 and NATO en large ment
must oc cur within a Europe where demo -
cratic Rus sia has its right ful place. Thus, while 
NATO re sponds to the le giti mate ex pec ta -
tions of Cen tral Europe to be in te grated into a
Euro- Atlantic se cu rity struc ture, it should also 
build a strong NATO- Russia re la tion ship.30

NATO is pru dently avoid ing for mal trea -
ties with Rus sia that place it in the po si tion of
hav ing to co erce Rus sia to take cer tain ac -
tions. Sign ing agree ments that make NATO a
will ing part ner and re quire vol un tary com pli -
ance on Rus sia’s part re moves the Al li ance
from an en force ment role and less ens the po -
ten tial for fric tion. The re cently signed Found -
ing Act on Mu tual Re la tions, Co op era tion, and
Se cu rity be tween NATO and the Rus sian Fed era -
tion  is one such agree ment. For its part, Rus sia
was seek ing some for mal agree ment that
might limit, if not the en large ment pro cess it -
self, then the ex pan sion of NA TO’s mili tary
in fra struc ture.31

To lessen ten sions still fur ther, the Al li ance 
has clearly stated there is no a pri ori re quire -
ment for the sta tion ing of NATO troops on
the ter ri tory of new mem bers; nor is the
peace time sta tion ing of forces on other al lies’
ter ri to ries a con di tion of mem ber ship.3 2 The
Al li ance re al izes that sta tion ing al lied forces
on the ter ri tory of new mem bers could give a
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mis lead ing im pres sion of Al li ance con -
cerns33—un spo ken but clearly vis- à- vis Rus sia. 
These po si tions em pha size the point that
there is no per ceived ex ter nal threat to Cen -
tral Europe and that the for ward de ploy ment
of troops and the for ti fi ca tion of bor ders are
not re quired.34

Rus sia can not be ex pected to co op er ate on
some is sues, and NATO must be sen si tive to
the per cep tions of its part ners. Re cent signs of 
a sta ble po liti cal situa tion with al most no evi -
dence of un rest and re ports that the Rus sian
econ omy shows signs of sta bi liz ing af ter six
years of de cline are prom is ing in di ca tions
that Rus sia may fi nally be pull ing out of its
down slide35—and pro vide hope for bet ter co -
op era tion. Tense though the re la tion ship
may some times be, NATO and Rus sia ap pear
to be mak ing head way in es tab lish ing a
strong, sta ble, and en dur ing part ner ship that
prop erly rec og nizes their com mon in ter ests
in se cu rity and co op era tion on the Euro pean
con ti nent.36 The cur rent dia logue of fers the
best as sur ance for the peace ful en large ment
of NATO and pro vides an at mos phere in
which credi ble se cu rity guar an tees can be es -
tab lished and de fended.

The Ukraine
With no de sire to ac tu ally gain full mem -

ber ship, the Ukraine plans to seek as so ci ate
mem ber ship in NATO when the Al li ance ex -
pands. How ever, the Al li ance has re jected ap -
peals for as so ci ate mem ber ship, opt ing for
noth ing less than full mem ber ship, which is
deemed es sen tial to main tain col lec tive de -
fense. Any thing less could be per ceived as a
“pa per guar an tee,”37 un der min ing ex pan sion 
ef forts.

Security Guarantees—What Do 
They Mean?

Al though se cu rity guar an tees are im por -
tant to most of the na tions strug gling to en ter

the Al li ance, one can ar gue that Ar ti cle 5 will
do lit tle to meet what some peo ple claim are
the real threats fac ing Cen tral Europe: po liti -
cal and eco nomic tur moil and eth nic ten -
sion.38 These prob lems may be bet ter ad -
dressed by set ting stan dards that new mem -
bers will be ex pected to meet, ei ther be fore
their ad mis sion to NATO or af ter they en ter
the Al li ance.

Criteria for Admission
The Al li ance has in di cated there are ways for

na tions to pre pare for en try, al though it has not
is sued a list of rigid cri te ria. Ac tive par tici pa tion
in PFP, for ex am ple, is ex pected to play an im -
por tant role in pre par ing coun tries for ac ces -
sion, though it does not guar an tee Al li ance
mem ber ship.39 Simi larly, new members will not
be re quired to achieve full in teroper abil ity of
their forces with NATO stan dards be fore join -
ing the Al li ance, but they are ex pected to meet
cer tain mini mum stan dards.40

Nev er the less, at some point the Al li ance
must in sist that se lected ap pli cants ei ther
meet cer tain cri te ria or forgo mem ber -
ship—both to main tain ideo logi cal and po liti -
cal com pati bil ity among mem bers and to en -
sure that en large ment is com pleted in a
rea son able time frame.4 1 Dur ing the in te gra -
tion pro cess, the Al li ance must guard against
NATO mem bers’ at tempts to put un due pres -
sure on in vited na tions to set tle per sonal dif -
fer ences with NATO coun tries to their dis ad -
van tage be fore they join, which might cause
fu ture fric tion and con flict. The pros pect of
join ing NATO has proven to be the most pow -
er ful in cen tive for re form and reso lu tion of
eth nic and ter ri to rial con flict among as pir ing
mem bers.4 2 This fact alone should be a clear
sig nal to doubt ers of NATO en large ment that
it is the right course of ac tion.

In the end, NATO must guard against cre at -
ing too much com pe ti tion among na tions vy -
ing for mem ber ship. There is fric tion enough
now that the first group of new mem bers has
been an nounced by the Al li ance.
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“The Who”
Stated in its sim plest terms, “the who” was

a po liti cal de ci sion. Po land, Hun gary, and the 
Czech Re pub lic were on the shortlist of vir tu -
ally eve ry one who en dorses NATO ex pan -
sion. Ver bal iz ing the po ten tial of these na -
tions to be come mem bers of NATO built a
gen eral ex pec ta tion that less ened any nega -
tive re ac tion on the part of Rus sia; it also pre -
pared for re jec tion those na tions who were
not ad mit ted with the first wave. “Sec ond
tier” can di dates in cluded Slove nia and Slo va -
kia. Ro ma nia was con sid ered a “dark horse”
by some pro po nents, a status granted in con -
sid era tion for its en thu si as tic par tici pa tion in
PFP.

It might prove use ful to ex am ine what
made some coun tries good can di dates and
why cer tain coun tries were not good risks for
the first wave. Na tions more dis tant from
NATO and closer to Rus sia were not good can -
di dates for ad mis sion. The Bal tics are a prime
ex am ple: add ing them to NATO at the pres ent 
time might be con strued as a di rect af front to
Rus sia and add un nec es sary fric tion to the en -
large ment pro cess. How ever, in vit ing Po land
to join com pen sated for not add ing the Bal -
tics to the first wave; as a pros per ous neigh bor 
and mem ber of NATO, Po land can strengthen 
the Bal tic econo mies as well as their iden ti fi -
ca tion with the West.

The cor ol lary to our ear lier ob ser va tion is
that coun tries in geo graphic prox im ity to
NATO were good can di dates for early ad -
mission. That those na tions in prox im ity—Po -
land, Hun gary, and the Czech Re pub lic—have
de vel oped the fur thest demo crati cally and
have the strong est free- market econo mies
made them easy choices. If con ti gu ity had
been an is sue, then Slove nia could have pro -
vided a link be tween NATO and Hun gary.
Slove nia was a solid can di date for early ad -
mis sion, hav ing adapted quickly to de moc -
racy and a free- market econ omy. How ever,
Slove nia bor ders the Bal kans, po ten tially re -
duc ing its at trac tion. As an aside, con ti gu ity
was ap par ently not a pri mary con sid era tion
when de cid ing which na tions were in vited to
join. As core func tions of the Al li ance are

chang ing, col lec tive de fense—and the im por -
tance of com mon bor ders—has be come less
im por tant.

Al though the po liti cal lead ers of Po land,
Hun gary, and the Czech Re pub lic wanted
very much to join NATO, the views of their
popu la tions var ied. Pub lic opin ion polls in
these three na tions in di cated that the ma jor -
ity of their popu la tions strongly or some what
sup ported their en try into NATO; when asked
if they would de fend an other coun try, per mit
NATO ex er cises in their coun try, or per mit
NATO troops to be based in their coun try, the
ma jor ity of the popu la tions in Hun gary and
the Czech Re pub lic said no. All three na tions
op posed spend ing a larger share of their bud-
 gets on mili tary needs.4 3 These sen ti ments
may in fact drive the Al li ance to ward adopt -
ing cri te ria for mem ber ship that keep ac ces -
sion costs to a mini mum.

Timing of Admission
Equally im por tant to the ques tion of who

would join the Al li ance in the first wave was
the ques tion of when en large ment would ac -
tu ally oc cur. NA TO’s po si tion is that the only
cri te rion for tim ing should be that the man -
ner and speed of the en large ment pro cess in -
crease sta bil ity in the whole of Europe.44

Specu la tion re gard ing ex pan sion’s ex act tim -
ing cen ters around April 1999—NA TO’s 50th
an ni ver sary. This sym bolic date pro vides a
unique op por tu nity to mark his toric change
in the na ture of the Al li ance.

The en large ment is sue was the fo cus of NA -
TO’s De cem ber Min is te rial of 1996. Spe cific
names and dates when new mem bers would
be asked to join were not an nounced; such an
im por tant de ci sion lay more ap pro pri ately
with NA TO’s mem ber states. Con se quently,
fi nal dis course on the sub ject took place at the 
July 1997 sum mit in Ma drid,45 where the Al li -
ance ex tended mem ber ship in vi ta tions to Po -
land, Hun gary, and the Czech Re pub lic.4 6

Subsequent Waves—Who
and When
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The Al li ance should make clear that en -
large ment is ex pected to be an evo lu tion ary
pro cess that will con tinue in defi nitely. Presi -
dent Wil liam Clin ton made the US view of
the en large ment pro cess pub lic when he
prom ised to thou sands of dis ap pointed but
ea ger Ro ma ni ans, “Stay the course and Ro ma -
nia will cross that mile stone.”47 In the mean -
time, PFP must be main tained, en hanced, and 
deep ened not only as a stand- alone in stru -
ment of Euro pean se cu rity,4 8 but as the gate -
way to a larger NATO.

How Big Is Big Enough?
There are con cerns that NATO would

evolve from a se cu rity or gani za tion into a
round- table fo rum if it ex pands be yond some
“magic” thresh old. The main te nance of a
com mon world view is un likely in a large
com mu nity of states, and it can be ar gued
that in sti tu tional in teg rity can not be main -
tained with too many mem bers. Al though we
have ear lier de fined “evo lu tion ary en large -
ment” as an in defi nite pro cess, we rec og nize
that “in fi nite ex pan sion” is not pos si ble. The
pur pose of grad ual en large ment is not only to 
iden tify and elimi nate prob lems in the pro-
 cess, but also to cau tiously ap proach the
bounda ries of an ef fec tive thresh old with out
cross ing the line. Con ven tional wis dom calls
for lim it ing the size of NATO to about 25
coun tries, most likely due to the very real
prob lems al ready faced by EU at 20 full mem -
bers and six as so ci ates.

As NATO reaches some maxi mum size, the
im por tant ques tion of who will be left out
must be con sid ered. It is im por tant that na -
tions not in vited to join un der stand that new
di vid ing lines are not be ing drawn on the
Con ti nent. We be lieve that this im pera tive
calls for a new NATO to be com prised of na -
tions with com mon val ues and com mon
world views—na tions that are natu rally
aligned. Such a mem ber ship strat egy en sures
that those na tions not in vited to join feel less
on the out side, since they are un likely to
share the view point of NATO mem bers on
nu mer ous is sues any way.

It might also be im por tant to con sider for
mem ber ship those na tions whose bor ders in -
clude ter ri tory that has his tori cally been the
ob ject of con ten tion. Leav ing such na tions
out side the Al li ance may cre ate a vac uum that 
could lead to un nec es sary strife. Plac ing such
na tions into the Al li ance—much like NATO
did with Greece and Tur key—could be ex -
pected to in crease sta bil ity in the re gion. Re -
gard less of NA TO’s fi nal com po si tion, mak -
ing PFP a worth while co op era tion pro gram
can bring some sense of se cu rity for its part -
ners with the re sult that NATO may never
have to hang the “no va cancy” sign over the
door.

Will Russia Ever Join?
Al though Rus sia seems to have ac cepted

that it will never be in a po si tion to join EU
and seems sat is fied with the co op era tion
agree ments re cently signed, it has con sis -
tently tried not to fore close the op tion to join
NATO, how ever re mote such a de vel op ment
may seem.4 9 Rus sians seem to ac cept the fact
that many al lies op pose their en try into
NATO—es pe cially while the in ter nal situa tion 
in their coun try is in suf fi ciently sta ble and
un pre dict able, which would pro hibit them
from meet ing re lia bly the ob li ga tions and re -
spon si bili ties ex pected of them as mem bers.
The fact also re mains that the po liti cal lead er -
ship of the former War saw Pact coun tries
would ob ject to find ing it self in the Rus sian
shadow in the new NATO, that many parts of
Rus sian so ci ety are not ready for NATO mem -
ber ship, and that Rus sia’s own mili tary lead -
er ship re jects the idea.50

The fol low ing ar gu ments have been or
could be used to ex clude Rus sia from mem -
ber ship:

Rus sia is not a North At lan tic or Euro -
pean state.
Rus sia is too un sta ble.
Rus sia might not com pro mise to reach
con sen sus.
Mem ber ship would give Rus sia a right
of veto within NATO.
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NATO would find it dif fi cult, if not im -
pos si ble, to ex tend se cu rity guar an tees
to Rus sia due to its large bor der.51

NATO of fers its mem ber states no pro -
tec tion against a fel low ally.

Cer tainly, any new com mand struc ture
would have to be huge to ab sorb Rus sia’s size, 
and the ad di tion of Rus sia could re ori ent
NATO over night to ward events in China and
the Pa cific. An ec do tal evi dence also sug gests
that Rus sian in te gra tion may not work. For
ex am ple, the Poles are learn ing Eng lish for
en try into NATO, but the Rus sians want
NATO mem bers to learn Rus sian.52 It has also
been ar gued that Rus sian mem ber ship might
re move NATO as the shield of West ern
Europe, since NATO ob li ga tion does not ex -
tend to pro tect ing its mem bers against each
other.53 For na tions that wish to join, NA TO’s
value lies in its po ten tial to re strain what may
be an in creas ingly un pre dict able Rus sia, and
some do not be lieve that NA TO’s mem bers
can re strain Rus sia if the lat ter is a mem ber.5 4

We be lieve that the his tory of ani mos ity be -
tween NATO al lies Greece and Tur key proves
oth er wise: were it not for the Al li ance re -
strain ing their ac tions, Tur key and Greece
might have gone to war years ago.

If Rus sia does not fit into any ex ist ing or -
gani za tion, then a new Russia- NATO fo rum
must be cre ated to re spect Rus sia’s status and
to lessen the per cep tion that ex pand ing
NATO east ward is an anti- Russian strat egy.55

Ide ally, this fo rum should reach a point
where Rus sia’s mem ber ship in NATO doesn’t
mat ter be cause that coun try has been in te -
grated into all Euro pean in sti tu tions—eco -
nomic, po liti cal, and mili tary—and all are
work ing closely to gether.

The NATO/EU/WEU Link
EU, WEU, and NATO claim the same ob jec -

tives: to en hance sta bil ity in Europe as a
whole and to cre ate a se cu rity en vi ron ment in 
which the coun tries of Cen tral and East ern
Europe can ac com plish their re form pro -

cesses and fur ther their eco nomic and po liti -
cal de vel op ment.5 6

Cer tain NATO al lies be lieve that EU mem -
ber ship should come be fore NATO mem ber -
ship, since se cu rity guar an tees will not be
credi ble if they have no solid po liti cal and
eco nomic foun da tion.5 7 Fur ther, there can not 
be a last ing Al li ance with out the af firma tion
of a strong Euro pean pil lar.58 At the pres ent
time, it’s not clear that EU has the nec es sary
ca pa bili ties to re spond to the new se cu rity
chal lenges fac ing Europe, whereas NATO
does.59 EU’s short com ings might be ad dressed 
us ing com bined joint task forces (CJTF),
which could serve as a ba sis for cre at ing avail -
able force struc tures that are sepa ra ble but
not sepa rate from NATO.60 But even with the
ad vent of CJTF, en larg ing EU may prove to be
much more dif fi cult than en larg ing NATO,
par ticu larly in light of the strict eco nomic cri -
te ria re quired by the former. It is note wor thy
that EU ex tended in vi ta tions for mem ber ship
to Po land, Hun gary, the Czech Re pub lic,
Slove nia, and Es to nia only af ter NATO an -
nounced its own first wave of new mem bers.61

NATO should con tinue to take ad van tage
of the cold war’s lin ger ing mili tary em pha sis
in its new part ners and ex pand ahead of
EU—us ing its in flu ence to bet ter pre pare its
new mem bers for en try into EU. How ever, if
the Al li ance con tin ues to ex pand first, fledg -
ling NATO mem bers who are not also par tici -
pants in EU may not learn to “think Euro -
pean” and in stead adopt an At lan ti cist view.
This might in hibit WEU’s ul ti mate goal of be -
com ing the domi nant se cu rity pil lar on the
Con ti nent. In the short term, the key is sue
might well be to pre clude NATO and EU from
be com ing in ter block ing rather than in ter -
lock ing in sti tu tions. Both or gani za tions seem 
com mit ted to that end.

The Al li ance has cate go rized its en large -
ment as a par al lel pro cess de signed to com -
ple ment ex pan sion of EU. Though the two or -
gani za tions are ex pected to en large
autono mously, each or gani za tion is ex pected
to con sider de vel op ments in the other dur ing
the pro cess.62 EU’s re cent de ci sion to in vite
Po land, Hun gary, and the Czech Re pub lic to
join the un ion so soon af ter NATO ex tended
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its in vi ta tions is an in di ca tion that this strat -
egy is al ready in place. Link ing the en large -
ment of NATO with the en large ment of EU
serves four pri mary pur poses. The first is that
con cur rent ex pan sion in vigo rates the ef forts
to pro mote sta bil ity east ward.63 Sec ond, EU
can pro vide what Cen tral Europe needs most:
eco nomic growth and po liti cal in te gra tion
into West ern Europe. Third, the im pact of
mili tary in te gra tion can be down played
through a care fully par al leled eco nomic in te -
gra tion, mini miz ing the risk of back lash in
Rus sia.64 Fourth, and most im por tantly, co or -
di nated en large ment pro vides for com mon
mem ber ships in NATO and WEU.

At the pres ent time, all full mem bers of
WEU are mem bers of NATO. Be cause of se cu -
rity guar an tees pro vided by NATO and WEU
to their re spec tive mem bers, the Al li ance
states that main tain ing com mon mem ber
states is es sen tial.65 There is also gen eral
agree ment within NATO that forces of Euro -
pean al lies should be “sepa ra ble from NATO”
but not “sepa rate”;66 one can in fer from this
agree ment that mem bers of WEU should also
be mem bers of NATO.

Fi nally, there are other im por tant mem -
ber ship is sues. What the neu tral na tions
even tu ally de cide to do in post- cold- war
Europe could af fect both NATO and WEU.
Should EU and WEU de velop a com mon for -
eign pol icy, they must re mem ber that five na -
tions in EU are not mem bers of WEU and that
four na tions are not mem bers of NATO. With
a mem ber ship in vi ta tion from EU now also
ex tended to Slove nia and Es to nia, the is sue
prom ises to gen er ate con tin ued de bate.

US Role after Enlargement
A sig nifi cant de gree of US in volve ment in

Europe is cru cial to coun ter bal ance a po ten -
tially un sta ble Rus sia67 and to sup port fur ther
Euro pean in te gra tion. The cur rent US ad -
mini stra tion views NATO as the foun da tion
of Ameri can pol icy in Europe and iden ti fies it
as the es sen tial or gani za tion for peace on the
Con ti nent.68 The trans- Atlantic link serves
the in ter est of both sides of the At lan tic,69 and 

the United States should re main a Euro pean
power and help its NATO al lies forge a stra te -
gic vi sion for the fu ture.

The Cost
Al though cost es ti mates may dampen NA -

TO’s en thu si asm for en large ment, nu mer ous
op tions are avail able to lower costs: spread
them over a greater pe riod of time, limit the
de gree of change that new mem bers will be
re quired to make to their forces and their in -
fra struc tures af ter they ma tricu late, and do
not sta tion NATO forces on the ter ri to ries of
new mem bers.

NATO makes it clear that po ten tial mem -
bers face con sid er able fi nan cial ob li ga tions
when they join.70 How ever, NATO mem ber
na tions must also be pre pared to ex pend re -
sources and make sac ri fices.71 The bot tom
line is that mem ber ship means there is no free 
ride on de fense, but it also means that new
mem bers do not have to em bark on an am bi -
tious ar ma ments pro gram. The goal should
be to pro vide new mem bers with enough se -
cu rity so they can con cen trate on re build ing
their so cie ties and econo mies—the com po -
nents of sta ble de moc racy.

If NATO de cides to con fig ure new mem -
bers’ forces only in the ar eas of com mand,
con trol, com mu ni ca tions, and in tel li gence
(C3I) and lo gis tics sup port, the cost of en -
large ment will be rela tively low.7 2 If new
mem bers are per mit ted to con trib ute stra te -
gic po si tion rather than stra te gic forces—as
did both Ice land and Spain—then costs can be
driven much lower. Cur rent cost pro jec tions
we have seen in the lit era ture seem to in di cate 
that NATO plans to build a new Magi not Line, 
and that is clearly not the case. Sen. Mike
DeW ine (R- Ohio) es ti mated most re cently
that the US share of NATO ex pan sion costs
would be $5 bil lion to $19 bil lion over a 15-
 year pe riod.7 3

Per haps the most at trac tive op tion avail -
able to the Al li ance in volves im prov ing the
ex ist ing mili tar ies of new mem bers by up -
grad ing them suf fi ciently so that in te gra tion
with NATO air de fenses, lo gis tics or gani za -
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tions, and com mu ni ca tions net works is fea si -
ble. This op tion capi tal izes on the abil ity of
NA TO’s in- area as sets to ex tend their um -
brella east ward, while still op er at ing from
bases in West ern Europe, and would in volve
few costs in the short term.

Costs can be ex pected to be sig nifi cantly
larger if steps are taken to de velop the mili -
tary in fra struc ture of new mem bers so that
NATO forces can de ploy. If their in fra struc -
tures were up graded, new mem bers would
gain ac cess to NATO air power, in tel li gence,
and re sup ply. To ab sorb the full bene fits of
NATO lo gis tics and com mu ni ca tions, how -
ever, new mem bers would also be re quired to
im prove ex ist ing port, rail, and road fa cili ties. 
These so- called base line im prove ments for
Po land, Hun gary, the Czech Re pub lic, and
Slo va kia alone are es ti mated to cost about
$60.6 bil lion.7 4

Should NATO de ter mine that new air base
fa cili ties were needed or seek to per ma nently
sta tion ground forces, es ti mates for add ing
new mem bers to the Al li ance could reach
$124 bil lion.7 5 Other es ti mates put high- end
costs at around $110 bil lion.76

De pend ing on the choices the Al li ance
makes, costs will vary widely. As sum ing that
the midlevel $60.6 bil lion fig ure is credi ble,
even this amount may be plau si bly af ford -
able. By com pari son, the life- cycle cost of a
US Army di vi sion is about $60 bil lion, and
the ac qui si tion cost of in di vid ual US weapon
sys tems of ten runs $20–30 bil lion or more.7 7

Fur ther more, the $60 bil lion fig ure amounts
to only 2–3 per cent of what NATO al ready
plans to spend in de fense of its cur rent bor -
ders.7 8

Based on tra di tional NATO prac tices, new
mem bers can proba bly be ex pected to pay for
20–30 per cent of the to tal amount needed to
fund na tional pro grams and their fair share of 
com mon in fra struc ture spend ing. The re -
main der will pre suma bly come from NA TO’s
cur rent mem bers.79 If $60 bil lion is a rea son -
able fig ure to pay for ex pan sion and if the
new mem bers can be ex pected to pay for at
least 20 per cent of the to tal, what are the im -
pli ca tions? The Visegrad states (mi nus Slo va -

kia) have a to tal com bined gross do mes tic
prod uct (GDP) of about $354.2 bil lion.80 If
they are ex pected to con trib ute their fair
share of at least $12 bil lion (20 per cent x $60
bil lion) over a 10- year pe riod, then join ing
NATO would cost them just over 0.3 per cent
of their GDP each year—not in clud ing other
fi nan cial ob li ga tions they will owe to the Al li -
ance. Hun gary, Po land, and the Czech Re pub -
lic al ready spend about 1.5 per cent of their
GDP on de fense.81 Ex pect ing them to in crease 
their de fense budg ets by over 20 per cent is in
our view un re al is tic in the short term. We
there fore be lieve that NATO should re quire
the con figu ra tion of new mem bers’ forces
only in the ar eas of C3I and lo gis tics sup port,
while per mit ting the grad ual in te gra tion and
mod erni za tion of the rest of their mili tary ca -
pa bili ties over an ex tended pe riod of time.

The Confirmation Process in
NATO Capitals

If NATO drags out the rati fi ca tion pro cess,
es pe cially with re gard to the first ac ces sion of
new mem bers, then its fail ure to act quickly
could be in ter preted that the West is un sym -
pa thetic to the Cen tral and East ern Euro pean
states—that it views them at best as un im por -
tant and at worst as “out side of Europe,” un -
der cut ting re form in the new de moc ra cies.8 2

Con se quently, we be lieve that rati fi ca tion of
the first wave  will take place at a steady pace
in NATO capi tals now that in vi ta tions have
been is sued and once ne go tia tions for en try
are com pleted.

PFP/NACC after Enlargement
PFP was ex pected to die a natu ral death

when NATO en larged. But PFP has worked so
well that af ter the first group of na tions is ad -
mit ted to the Al li ance, it is ex pected to play an 
im por tant role both to help pre pare new
mem bers for mem ber ship and as a means to
strengthen re la tions with part ner coun tries
un likely to join the Al li ance. NACC is ex -
pected to play a sig nifi cant role in es tab lish -
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ing confidence- building meas ures be tween
NATO and its co op era tion part ners.83

Goals es tab lished for the con tin ued de vel -
op ment of PFP sound re marka bly simi lar to
the con tri bu tions to be made by NATO en -
large ment.8 4 The char ac ter of the pro jected
re la tion ship be tween new mem bers and
NATO and the re la tion ship be tween PFP part -
ners and NATO is blur ring, and sug ges tions
have been made to con vert NA TO’s en tire
struc ture so that it does less NATO- unique
work and ca ters equally well to both part ners
and mem bers.

NA TO’s goal for PFP should be to of fer to its
part ners—those who do not wish or can not
pres ently at tain mem ber ship—all bene fits of
mem ber ship ex cept a se cu rity guar an tee and a
vote at the ta ble: to treat them the same as
NATO mem bers on a day- to- day ba sis in both
po liti cal and mili tary co op era tion. Part ners
must be made to feel that they are im por tant to
the West, and they should be brought to a point 
where they are as close to a se cu rity guar an tee
as is pos si ble in the ex ist ing po liti cal cli mate.
One can ar gue that one of the un in tended con -
se quences of PFP has been to make the Or gani -
za tion for Se cu rity and Co op era tion in Europe
ob so lete and that NATO should rec og nize the
im pli ca tions of that re al ity as it con tin ues to
strengthen and de velop its Part ner ship Pro -
gram. It has been sug gested that Rus sia might
re ject a con tin ued role in PFP. How ever,
through PFP, Rus sia has a his toric op por tu nity
to join the larger com mu nity of in dus tri al ized
de moc ra cies and to emerge from the iso la tion
that char ac ter ized its in ter na tional role dur ing
most of this cen tury.85

Crisis Management
in a Bigger NATO

In ad di tion to per form ing its tra di tional role
in col lec tive de fense, NATO must de velop a
strat egy that in cludes flexi ble pro ce dures to un -
der take new roles in chang ing cir cum stances.
NATO forces must be come more mo bile, able
to re act to a wider range of con tin gen cies, and
flexi ble enough to re spond quickly to cri sis

situa tions. The grow ing pro lif era tion of coun -
tries with bal lis tic mis siles could se ri ously
com pli cate NATO op era tions in out- of- area
con tin gen cies and even de ter NATO in ter ven -
tion;86 it may be im por tant for the Al li ance to
con sider the bene fits of a lay ered mis sile de -
fense sys tem for de ployed forces. As the de liv -
ery range of bal lis tic mis siles grows longer,
NATO might also have to con sider wide- area
de fenses for the pro tec tion of its ter ri tory and
popu la tion.87 If the Al li ance is se ri ous about
mak ing CJTF work in the con text of ef fec tive
cri sis man age ment, then pro ce dures for mak -
ing sepa ra ble, but not sepa rate, NATO re sources 
avail able to the Euro pe ans must be for mal -
ized.88

NA TO’s most press ing cur rent pri or ity is
the Im ple men ta tion Force (IFOR) op era tion
in Bos nia. The spring of 1996 was the first in
four years with out a ma jor mili tary of fen sive,
and NATO led the IFOR that both built and
kept the peace in that area. The 18- month ex -
ten sion of IFOR’s man date was proba bly
deemed nec es sary to pre serve the work that
NATO ac com plished and to en sure the mis -
sion’s con tin ued suc cess. The suc cess of the
IFOR mis sion is clearly es sen tial since it
proves that NATO can ef fec tively man age cri -
ses that af fect the whole of Europe, while in -
spir ing ex traor di nary and un prece dented co -
op era tion.89

Command Structure
Re gard less of the fi nal com mand struc ture

adopted by the Al li ance, ef fec tive co or di na -
tion of forces by the in te grated mili tary struc -
ture in an en larged NATO will be chal leng ing. 
NATO must look at new ad ap ta tions for its
head quar ters and sim plify its com mand
struc tures.90

The NATO en large ment study acknowl-
 edges that a broad plan is nec es sary to en sure
that maxi mum ef fec tive ness and flexi bil ity
are main tained fol low ing the ac ces sion of
new mem bers.9 1 Now that the de ci sion re -
gard ing “the who” of new mem bers has been
made, work on the com mand struc ture can
be gin in ear nest. We be lieve that the fi nal
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com mand struc ture should be flexi ble
enough to ab sorb the ef fects of fu ture en -
large ments.9 2

Nuclear Posture
In this era of emerg ing Russia- NATO co op -

era tion, it would be coun ter pro duc tive to in -
sist on the right to main tain Al li ance nu clear
weap ons in the ter ri tory of new mem bers. In
no other way could NATO more ef fec tively
un der mine its ef forts to cast it self in a new
role. It would be ex traor di nar ily dif fi cult to
in sist that NATO is no longer an al li ance di -
rected against the former So viet Un ion, while
at the same time hold ing fast to the old con -
cept of stra te gic one- upmanship.

Euro pean se cu rity no longer re lies on pro -
lif era tion as an ave nue for de ter rence, and if
the Al li ance ever hoped to gain Rus sia’s out -
right ap proval, or even its grudg ing acknowl-
 edgment of en large ment, it had to con cede
the nu clear is sue.93 In the words of the di rec -
tor of the Mar shall Cen ter, the new way ahead 
for NATO- Russian re la tions has been marked: 
part ner ship in stead of de ter rence.9 4 NA TO’s
cur rent nu clear pos ture will, for the fore see -
able fu ture, con tinue to meet the re quire -
ments of an en larged Al li ance, and we be lieve
there is no need to change or mod ify any as -
pect of NA TO’s cur rent nu clear pos ture or
pol icy.

Conclusions
The time is right for NATO en large ment. It

is an idea con sis tent with his toric pres sures
and of fers the Al li ance re vi tali za tion and en -
hanced rele vance in Eu ro pe’s emerg ing stra -
te gic land scape. The most monu men tal task
fac ing the West since the cold war, NATO en -
large ment rep re sents the true spirit of the
emerg ing in ter na tional or der: re moval of di -
vid ing lines, evo lu tion of co op era tion, and
joint main te nance of re gional sta bil ity to mu -
tual bene fit. In vit ing Po land, Hun gary, and
the Czech Re pub lic to join is a mod est be gin -
ning and in keep ing with NA TO’s goal to en -
hance se cu rity and proj ect sta bil ity. Al though 

lin ger ing dis trust be tween cold war ene mies
and the in her ent prob lems caused by con -
flict ing pri ori ties prom ise to be a source of
con ten tion be tween cur rent NATO coun tries
and its new mem bers, one can ex pect that the
new NATO will reno vate Euro pean se cu rity
and ul ti mately strengthen the trans- Atlantic
re la tion ship.
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